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ABSTRACT

This work explores the meaning of diversity for bureaucr

representation. In light of the United States becoming an increasin
racially and ethnically diverse society, attitudes and approaches tow
diversity are likewise shifting. It is important to consider the way

think about and talk about diverse representation, which in t

contributes to different actions and policies within federal agencies

evaluate this process of meaning-making, I analyze federal pol

seeking to increase representation in the following Executive Orde

13078, 13163, 13171, 13518, 13548, and 13585. Prime emphasi

devoted to the most recent and comprehensive, Executive Order 135

Establishing a Coordinated Government-wide Initiative to Prom

Diversity and Inclusion in the Federal Workforce issued on August
2011 and the Government-wide Diversity and Inclusion Strategic P
This research demonstrates significant implications for manageme
and governance, particularly in the text, discursive practice, and s

practice surrounding the meaning of "diversity" purported for
federal bureaucracy.

We must consider how our definition of 'representative'
broadened and the system has evolved. While the founder
America defined 'representative ' very narrowly—includ

primarily the white male landowners or property owners—o

understanding of the term today encompasses all peo

including ethnic minorities and women. - Harry Kranz 1976, x

INTRODUCTION

The United States is becoming increasingly racially and

ethnically diverse (see Appendix A). From 2000 to 2010, t
total U.S. population grew by 9.7 percent, from 281.4 million

2000 to 308.7 million in 2010. The "Asian alone" census gro
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With these demographic changes, attitudes and
approaches toward representation are likewise shifting. Public

administration scholarship and practice have the ability to
contribute to this dynamic process of defining representation,
diversity, and crafting diversity initiatives to meet the needs of

the public. As such, President Obama issued Executive Order
13583: Establishing a Coordinated Government-wide Initiative
to Promote Diversity and Inclusion in the Federal Workforce on

August 18, 2011. This research seeks to answer the following
question: how is diversity being defined and what are the
implications for a representative bureaucracy in practice? To
answer these questions, critical discourse analyses of Executive

Orders 13078, 13163, 13171, 13518, 13548, and 13585 are
performed. Prime emphasis is devoted to the most recent and
comprehensive, Executive Order 13583 and the Government
wide Diversity and Inclusion Strategic Plan.

A fundamental reason for promoting diverse
representation in public organizations is that a representative
workforce is more reflective of the society it serves, making
representation an intrinsic good. Additionally, a view of
representative bureaucracy as an instrumental good may promote

representation in the form of positive policy outcomes when

active representation benefits the population served. For
representative bureaucracy to be meaningful in both scholarship
and practice, a clearer understanding of diversity in the context
of bureaucratic representation and its potential for fulfilling
public purposes must be undertaken. A deeper understanding of
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REVIEW OF REPRESENTATIVE BUREAUCRACY
LITERATURE

This section highlights some of the foundational wor
and concepts that contribute to the representative bureauc
literature in relation to normative ends of managing diversi

diverse governance. From Kingsley's (1944) original
articulation of a normative framework for understanding
changing demographics in the British Civil Service, discussions
of representative bureaucracy over the last several decades have

fluctuated from a set of normative arguments and
recommendations for how bureaucrats could or should represent
the populations they serve to empirical investigations of passive

and active representation and bureaucratic role perceptions.
Most early scholarship on representative bureaucracy focused on

the interorganizational characteristics of representation
(Kingsley 1944; Long 1952; Van Riper 1958). More recently,
scholars have begun to acknowledge the impact of socialization
and organizational culture on representative bureaucracy (Meier

1975, 1993; Meier and Stewart 1992; Meier & Nigro 1976;
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Saidel & Loscocco 2005; Seiden 1997, 2006; Sowa & Seiden
2003; Seiden, Brudney & Kellough 1998).
The term "representative bureaucracy" originated with J.

Donald Kingsley (1944) in Representative Bureaucracy: An
Interpretation of the British Civil Service. He examines how the

British Civil Service was becoming more consistent with

changing socioeconomic trends to reflect the "dominant forces"
of society. It is important to emphasize that Kingsley (1944) did
not advocate a bureaucracy that reflected all of society, but only
of the most prominent groups in terms of socioeconomic status.

Like later scholars (Long 1952; Van Riper 1958; Mosher 1968;

Meier 1975; Sowa & Seiden 2003), Kingsley (1944) believed
representative bureaucracy serves as a stabilizing source of
discretionary control. He explained, "The degree to which all

democratic institutions are representative is a matter of prime
significance. No group can safely be entrusted with power who
do not themselves mirror the dominant forces in society; for they

will then act in an irresponsible manner or will be liable to
corruption" (1944, pp. 282-283). Kingsley's (1944) initial
analysis laid the groundwork for generating other normative
approaches to understanding and analyzing representative
bureaucracy.

Norton Long (1952), in "Bureaucracy and
Constitutionalism," built on Kingsley's initial analysis, claiming
that representative bureaucracy is desirable to promote important

interests that are not embodied by elected office holders
(members of Congress and the president of the United States).

Long (1952) states: "given the seemingly inevitable growth in
the power of bureaucracy through administrative discretion and

administrative law, it is of critical importance that the
bureaucracy be both representative and democratic in

composition and ethos" (p. 813). Paul Van Riper (1958) takes
the theory even further in a normative direction by identifying
different characteristics in his framework for a representative

bureaucracy that are meant to reflect the citizenry, including

social traits and values such as occupation, class, geography,
ethos, and attitudes (p. 527). He argues, "There is a minimal

distinction between the bureaucrats as a group and their

administrative behavior and practices on the one hand, and the
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"administrative decisions are a function of administrative

capabilities, orientations, and values, which in turn depend on
bureaucrats' backgrounds, training, education, and current
association" (as cited in Meier, 1975, p. 527).
Active and Passive Representation

Mosher (1968) questions how to create a bureaucratic
system that is consistent with democratic principles, and in doing

so he formulates these two distinct types of representation.
Passive representation takes place when the demographics of a

bureaucracy are similar to those of the citizens they serve.
Alternatively, active representation occurs when bureaucrats act
on behalf of the interests of the groups who share their own
demographic characteristics. Mosher (1968) originally thought
of active representation as a negative consequence and advocated

for a solely passive model of bureaucracy. Over time the
desirability of active representation has shifted with more recent
normative theories and empirical studies proposing that passive
representation in the form of a diverse bureaucracy should lead

to active representation, or policy outcomes reflecting the
interests of a diverse group of citizens (Krislov 1974; Meier and

Stewart 1992; Meier 1993; Seiden & Seiden 2001). Samuel
Krislov (1974) emphasizes the value of active representation:
"Human potentialities brought by bureaucrats to their jobs are

inevitable and advantageous . . . The qualities of judgment,
information, and fervor that bureaucrats do bring as they aid

decision-makers are in fact resources of immense social

advantage" (p. 81).
Beginning in the 1970s, theorists informed by the
changing political climate in the United States began to focus on

dimensions of representation beyond socioeconomic status.
Scholarship on representative bureaucracy turned to race, sex,
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research has dominated the representative bureaucracy
scholarship, and it has produced many studies, both quantitative

and qualitative. This logic linking passive and active
representation sparked a wide range of scholarship testing when

and how passive representation translated into active
representation (Bradbury & Kellough 2008; Lim 2006; Meier,
Wrinkle, & Polinard 1999; Smith & Fernandez 2010; Wilkins &

Keiser 2004) and organizational conditions under which active
representation is most likely to occur (Brudney, Hebert, &Wright

2000; Groeneveld & Van de Walle 2010; Huber & Shipan 2002;
Keiser, Wilkins, Meier, & Holland 2002; Meier & Bohte 2001;

Naff 1998; Pitts 2005; Roch, Pitts, & Navarro 2010; Sowa &
Seiden 2003). In tracing this research trend from the
foundational works with normative goals, several challenges
arise.

More recent scholarship has been guided by
multiculturalism and workforce diversification. In these streams

of the literature, traditional bureaucratic role perception targeting
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The emphasis on all citizens rather than those from
underrepresented groups provides an expansive understanding of

representation in representative bureaucracy scholarship and
practice. Some scholars (Bailey 2010, Kennedy 2012) find this
new approach to understanding representation to be challenging
for both scholarship and practice. Kennedy (2012) explains that,

"Theoretically scholars also need to develop consistent and
operational definition of representative bureaucracy . . . methods

such as focus groups and interview may provide rich insight
directly fro bureaucrats themselves, which could inform scholars

on how to proceed with future research" (p. 20). For practice,
Bailey (2010) argues that "More recently, managing diversity
initiatives have been used to mitigate the controversial aspects of
affirmative action and equal opportunity practices by expanding
the scope of who is viewed as 'different' among employees" (p.
172, cited in Rice 2010). Unclear and expansive understandings

of diverse representation are problematic for improving our
understanding and practice of representation in the public

workforce.

From my investigation of the representative bureaucracy

scholarship dating back to Kingsley's first use of the term, I
found ambiguous, disparate, and competing articulations of what

constitutes bureaucratic representation and normative
justifications for a representative bureaucracy. 1 see these
inconsistencies in the representative bureaucracy scholarship to

be problematic for two key reasons. First, the representative
bureaucracy framework provides a logic, justification, and model
for implementing a more representative system in practice. The
practical dimension of representative bureaucracy scholarship is

inherently linked to policies, programs, and practices within
public organizations that aim to promote a representative
bureaucracy. Considering this link between scholarship and
practice, greater clarity and consistency is required to achieve a
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RESEARCH DESIGN

The goal of this research is to produce a discours

analysis of selected texts that guide diversity management,
in turn, shape the practice of governance, with the ultimate

of better understanding the meaning of diversity. The
analyzed here function as "practice" in that they serve a

discursive building blocks that lay the groundwork for fut
policy, implementation, and social norms to develop from t

texts. This is the most fundamental means to capturing
normative and practical goals of diverse representation
practice. Analyzing discourse targets the underlying p

dynamics in the absence of organizational contexts, events,

actors that muddy the stated goals and intent of policy
practice, allowing a clearer picture of intended meaning

identified.
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Data Collection and Analy
Documents to Analyze

This critical discourse
Executive Order 13583: Establishing a Coordinated
Government-wide Initiative to Promote Diversity and Inclusion
in the Federal Workforce and the Government-Wide Diversity
and Inclusion Initiative and Strategic Plan. The primary aim of

these texts is to "promote equal employment opportunity,
diversity and inclusion in the federal workforce, making federal
workplaces models that tap talents from all segments of society"

(EEOC Press Release 2012). The strategic plan identifies
strategies to remove barriers to equal opportunity in federal
government recruitment, hiring, promotion, retention,
professional development and training. Then, as stated in the
Executive Order, within 120 days of the release of the
government-wide plan, each federal agency was charged to issue
its own agency-specific Diversity and Inclusion Strategic Plan,

making this a coordinated and concerted effort (EEOC Press
Release).
These texts were selected for two primary reasons. First,
the federal government, through mandate or through informal

practice, is often looked to as the leader in defining and
promoting diversity. The Chair of the Equal Employment
Opportunity Commission (EEOC), Jacqueline A. Berrien,
explains the central role of the federal government: "President
Obama's Executive Order reinforces the leadership that federal
agencies can play in ensuring that every qualified worker has an

equal opportunity to succeed and advance in the workplace."
According to Berrien, "The Executive Order will help the
nation fulfill the promise of equal employment opportunity, in

every workplace, beginning with the federal government"
(EEOC Press Release 2012). This yields the most fundamental

definitions and treatments of diversity with the Federal
Government providing leadership in promoting such
understandings of diversity. Executive Order 13583 explains the

goal of the Order as promoting, "the Federal workplace as a
model of equal opportunity, diversity, and inclusion" (52847).
These documents are analyzed critically to assess whether they
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In order to provide a contextual basis for analyzing
Executive Order 13583 and the Strategic Plan, I also analyze
previous Executive Orders that specifically seek to increase
representation in the Federal Government, namely: 13078,
13163, 13171, 13518, and 13548. Additional Executive Orders
seeking to promote representation from the Obama and George

W. Bush Administrations beginning in 2001 through the
issuance of Executive Order 13583 on August 18, 2011 are listed

in Appendix D, but were not included in this analysis because
these orders do not target representation in the context of federal
employment.
Within this analysis, central attention is focused to the

most recent and comprehensive, Executive Order 13583:
Establishing a Coordinated Government-wide Initiative to
Promote Diversity and Inclusion in the Federal Workforce issued

on August 18, 2011 and the Government-wide Diversity and
Inclusion Strategic Plan. The U.S. Office of Personnel
Management (OPM) Director John Berry and Deputy Director
for Management of the Office of Management and Budget

(OMB) Jeff Zients, in coordination with Equal

Employment Opportunity Commission (EEOC) Chair Jacqueline

A. Berrien and the President's Management Council (PMC)
were charged to create a government-wide initiative to promote

diversity and inclusion in the federal workforce; develop a
government-wide strategic plan and guidance for agency-specific
plans within 90 days; identify best practices to improve agency
efforts; and establish a system for reporting on agency progress

(EEOC Press Release 2012).
Second, given this Order was issued in 2011 and
strategic planning and implementation efforts by individual
agencies are still underway, these documents provide insight into

some of the most recent and forward-thinking approaches to
diversify to date. This captures the newness of diversify efforts.
From this analysis, the understanding of diversity and the basic
aims of diversify are evaluated. Each of these elements, contexts,

and organizational/individual factors will be included in the
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Methodology and Conceptual Basis: Critical Discourse
Analysis

Critical discourse analysis serves as the primary
methodology for this work. Before detailing the approach to
CDA I employ, it is necessary to be clear about my ontological

assumptions. I operate from multiple ontological and
epistemological lenses (Riccucci 2010, see Appendix E), but I
primarily use the interpretivist framework as a basis for
assumptions about individuals, groups, and reality, more
generally, that inform my research design; however, I do overlap

into the critical or postmodern frameworks, as well. My
ontological assumptions are rooted in relativism, and I assume
reality is subjective and unable to be removed from the subject.
In terms of epistemology, I also assume knowledge is relative
and objectivity or universal truth is not possible. The basis of

my methodology is a grounded approach. These basic
assumptions are worth noting, and are evident throughout the
analysis.

In this section, I explain the theoretical tradition and
basic propositions that guide my critical discourse analysis. Box

(2005) states, '"Discourse theory' (Farmer 2005; Fox & Miller
1995; McSwite 1997) is emerging in public administration as a
way to recapture a sense of public outside the narrow confines of
management technique and efficiency. It seeks to free citizens
and administrators from reified, theoretical preconceptions and
institutional constraints, allowing them to re-create themselves
and their institutional arrangements in current discourse settings"
(p. 91). By this understanding, discourse has the ability to serve
as an equalizing factor in public administration. Marston (2004)

argues that "The theory of discourse used in studies of policy

change must be dynamic and include a core focus on

contestation and the social actors that produce and interpret
policy texts. The orientation offered by critical discourse
analysis (CDA) goes a long way towards explicitly capturing the

connection between language and textual practices" (p. 36).
Marston's (2004) idea of "contestation" is key for providing
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CDA is rooted in a critical interpretivist framework.

Critical discourse analysis serves as a theory and formal
methodological practice (Philips and Hardy, 2002) that employs

a social constructivist epistemology (Berger and Luckmann,
1967). More generally, discourse analysis seeks to discover,
explore, and understand the relationship between texts and
reality, but most importantly, it attempts to uncover how
meaning is made (Philips and Hardy, 2002; Van Dijk, 1993).
Phillips and Hardy (2002) point out that there are four primary

paradigms of discourse analysis. Social linguistic analysis is
concerned with understanding how texts are constructed.
Interpretive structuralism looks at how broad discursive contexts
come into being. Critical linguistic analysis examines the power
dynamics surrounding the text at the micro level while critical
discourse analysis studies how power is enacted, reproduced, or
legitimated and is therefore focused at the macro level. Because

CDA emerges from the work of Foucault that uncovers
relationships of power, social structures, and subjects, this form
of analysis will be particularly helpful in evaluating key texts
that present the federal government's perspective and approach
to representation, diversity, and inclusion. These dynamics are
at the heart of understanding representation and the normative
goals of a representative bureaucracy, particularly in terms of
"othering" certain groups. Group identity plays a major role in

access to discourse as well as access to larger social structures.
The relationship between identity and knowledge consumption is
complex, but undeniably present.

Within CDA, the Foucauldian understanding of
hegemonic power is key. Howarth (2000) states, "What emerges
from Foucault's alternative picture of discourse is the enmeshing
of power, truth, and practices, and the positioning of human

beings within these historical configurations" (p. 79). The
connections between the discursive subject and political
questions of identity, voice, power, and representation are of
central importance to my research. For Foucault, human beings
are transformed into subjects by three modes of "objectification."

First, is the substitution of a linguistic for a philosophical
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conception of the subject: "Thus, as is evident in his
archaeological approach, Foucault (1982, p. 208) dispenses with
the unified and constitutive philosophical subject of
knowledge . . . and concentrates on what he calls the 'author
function' or 'obiectivization of the speaking subject"' (Howarth
2000, p. 80).
By shifting focus to the context or conditions that make
discourse possible, Foucault promotes the "Death of an Author,"
or the intent of the author of a discourse's voice being of primary

consideration. Second, Foucault argues for the logic of the
subject as the operation of "divided practices," meaning the
subject is divided internally or from others (Howarth 2000, p.
80). This often creates binaries such as us-them, woman-man,
good-bad, etc. Foucault's third logic of subjectivization focuses
explicitly on the means by which human beings turn themselves
into subjects through the process of recognition, self-mastery,
and transgression (Howarth 2000, p. 80). Yet, this is not the act
of radical freedom. According to Foucault, his "ethics of the self'

or an "aesthetics of existence," as the third logic places more
emphasis on human agency; yet, "There practices are . . . not
something that the individual invents by himself. Rather, they
are patterns that he finds in his culture and which are proposed,
suggested, and imposed on him by his culture, his society, and

his social group (Foucault 1991: 11)" (Howarth 2000, p. 80-1).
Foucault has influenced many areas of epistemology.
For this work, CDA is applicable to this analysis in that

it incorporates some of the epistemology and theory of the
previously discussed traditions, while recognizing language as a
form of social practice (i.e. meaning-making in the process of
administration itself) (Titshcer, Meyer, Wodak and Vetter, 2000).
Wethereil and Yates (2009) state that CDA, like other forms of

discourse, that is "influenced by Foucault tend to take an all
embracing definition of discourse as human meaning-making
processes in general" (p. 390). CDA's central focus is on the
relationship between language use and the wider social and

cultural structures and the reproduction and challenge of
dominance, or the exercise of social power that results in social
inequalities (Titshcer, Meyer, Wodak & Vetter, 2000). I believe

this is the most appropriate type of discourse analysis for
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critical discourse analysis. I employ Fairclough's (1992)
conception of discourse as a guide for this critical discourse
analysis. Fairclough conceptualizing discourse as having three
central components though not entirely distinct from one
another: text, discursive practice, and social practice (see
Appendix F).
The critical discourse analysis begins with the language
of the Executive Orders 13078, 13163, 13171, 13518, and 13548
to provide context for examining Executive Order 13583 and the

Strategic Plan. Fairclough identifies the language of the
documents analyzed as the written or spoken textual language, or

simply "text" (p. 73). Executive Order 13583 and the
Government-Wide Diversity and Inclusion Strategic Plan 2011
serve as the primary texts in this analysis. Using the concepts
and themes from Fairclough's model, I focus first on Executive
Orders 13078, 13163, 13171, 13518, and 13548, and then devote
greater attention to Executive Order 13583 and the Strategic Plan

on these elements in evaluating these documents. I look for
language that specifically targets those represented and why this

is significant in formulating a definition of diversity. I also
consider the specificity or vagueness of the language to comport

with different approaches to diversity. Textual omissions or
silences that fail to address systemic difficulties surrounding
representation are noted. Next, 1 examine the discursive practice
dimension of these key documents, which involves how and why

the texts were produced and the types of discourses at work
within the text. Fairclough explains discursive practice as
"processes of text production, distribution, and consumption, and
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ANALYSIS AND FINDINGS

Executive Orders 13078, 13163, 13171,13518, and 13548

Executive Order 13078: Increasing Employment of
Adults with Disabilities was issued March 18, 1998 by former
President Bill Clinton. Executive Order 13163: Increasing the
Opportunity for Individuals with Disabilities to be Employed in

the Federal Government was issued July 28, 2000 by former
President Bill Clinton. Executive Order 13171: Hispanic
Employment in the Federal Government was issued October 16,
2000 by former President Bill Clinton. Executive Order 13518:
Employment of Veterans in the Federal Government was issued

November 13, 2009 by President Barack Obama. Executive
Order 13548: Increasing Federal Employment of Individuals
with Disabilities was issued July 30, 2010 by President Obama.

These Executive Orders are analyzed collectively using
Fairclough's three-dimensional model. First in addressing the
language or "textual" dimension of Fairclough's model, these
orders provided explicit definitions, goals, and strategies to
increase diversity in the Federal Government. From this CDA,

very specific terms and target groups of underrepresented
populations were the focus of these orders, as evident from the
titles themselves.

The language of each of these five executive orders aims

to increase representation for individuals with disabilities,
individuals of Hispanic descent, or individuals with Veteran
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Next, Fairclough's discurs

the policies and practices presented and the rationale or
normative justifications underlying policy. Executive Orders
13163 and 13548 also target individuals with disabilities, citing
specific needs and the intrinsic value of having individuals with
disabilities represented in the Federal workforce. For example,

Executive Order 13548 explains, "Americans with disabilities
have an employment rate far lower than that of Americans
without disabilities, and they are underrepresented in the Federal
workforce. Individuals with disabilities currently represent just

over 5 percent of the nearly 2.5 million people in the Federal
workforce, and individuals with targeted disabilities currently

represent less than 1 percent of that workforce" (p. 45039).
President Obama emphasizes the need for greater representation

while highlighting the lack of implementation efforts that
occurred: "On July 26, 2000, in the final year of his
administration, President Clinton signed Executive Order 13163,
calling for an additional 100,000 individuals with disabilities to
be employed by the Federal Government over 5 years. Yet few

steps were taken to implement that Executive Order in
subsequent years" (p. 45039). President Obama goes on to
establish an ongoing commitment to achieving this goal and
additional objectives in Executive Order 13548.

The social practice dimension highlights ideology and
hegemony of power relations that underlie a discursive event (p.
86). These five executive orders prompt the normative question

of what justice and inclusion mean for a diverse public and a
workforce that represents a diverse public. Promoting diversity
and inclusion could entail policy enforcing equal treatment for
all groups, but most would agree that this is not feasible given
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Administration

notes

that

the Federal workforce:
Federal civilian workforce, roughly half of their total
representation in the civilian labor force. This Executive Order,
therefore, affirms ongoing policies and recommends additional
policies to eliminate the underrepresentation of Hispanics in the

Federal workforce" (p. 61251). From the language and values
expressed in these five executive orders, it is evident that
underrepresented group identities are explicitly targeted for
increased representation in the Federal Government. Also,
quantified measures of success are presented, making the
implementation of these orders easier in terms of both
understanding and targeting the goals set forth.

Executive Order 13583 and the Strategic Plan: Text
The text of the Executive Order 13583 and the Strategic
Plan provided definitions, goals, and strategies surrounding
diversity to distill its meaning within these documents. From
this CDA, two major themes emerged. First, the theme of a
collective effort toward the endeavor of a more diverse federal

workforce and a unified bureaucracy was evident. This was
significant, because in the diversification efforts, and underlying
emphasis on sameness and unification (termed "Inclusion") was

presented. The exact definition of diversity provided by the
Strategic Plan (no specific definition of "diversity" was provided
in the Executive Order) is:
A collection of individual attributes that together help

agencies pursue organizational objectives efficient and
effectively. These include, but are not limited to, characteristics
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our identity" (p. 3). Specif
"shared," and "collective" appeared throughout both the
Executive Order and Strategic Plan. The implications for this
type of definition and presence of such characteristics are
important for thinking about one's individual representative role.

If "everyone" or "all" contribute to the diversity of an
organization, it can be possible that diversity, by definition is lost.
In turn, an individual bureaucrat's perception of their "diverse"

contribution can be diminished under this approach. These
findings demonstrate a strong break in the trend of identifying,

valuing, and promoting difference in the form of
underrepresented group identities found in the previous five
executive orders.

This expansiveness signals a shift in the discourse of
diversity, especially when comparing the substantive terms used
in Executive Order 13585 to the Executive Orders 13078, 13163,
13171, 13518, and 13548. In the previous five executive orders,
there were explicit policy problem definition and clear policy

goals stated. The language and substantive nature of the
previous five executive orders targeted specific groups of
underrepresented individuals. Rice explains, "The use of the
term diversity has seemingly expanded in the last decade so that
more differences are embraced under its umbrella every day" (pp.

24-25). The discourse surrounding representation, especially
vague and amorphous terms, can pose significant challenges for

management. Rice goes on to caution that, "Such a broad
definition has led many businesses and other organizations to
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The second theme of
diversity emerged from
Strategic Plan. Under this broad theme, terms such as
"efficiency," "effectiveness," "performance measures," "best
practices," "budget environment" and "innovation" were present
in both texts. Eliminating the potential waste of diversity efforts
was a major emphasis in the Executive Order and Strategic Plan:
"Whenever possible, the Federal Government must also seek to

consolidate compliance efforts established through related or
overlapping statutory mandates. . ." (p. 52847). Surprisingly,
diverse representation was treated as a valued input or

commodity that could enhance the capabilities of the
organization, particularly in the Strategic Plan.

Not only does this approach objectify the "diverse"
contributors in organizations, but it also risks the common
pitfalls of identity politics, including tokenism and essentialized
identities. This dynamic in an organization can be problematic

for management as well as governance in fostering
representative roles in order for active representation to take

place. When comparing Executive Order 13583 and the
Strategic Plan to the previous five executive orders, this theme of
a "business case" for diversity was not evident. My expectation

prior to analyzing these documents was that the theme of
"business case" for diversity would be evident in Executive
Order 13078 and 13163, because these orders were issued by
former President Clinton at the height of the New Public
Management era. Interestingly, Executive Order 13078 and
13163 made a strong case for the intrinsic value of individuals
with disabilities in Federal agencies.
From these observations, the first aspect that will shape

the practice of diversity management is the way diverse
representation is valued within public organizations. As
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provides a competitive advantage that will bolster an
organization's performance: "self-conscious, programmatic

approach affecting the policies, culture, and structure of an
organization that incorporates a diverse workforce as a way to
enhance organizational efficiency and effectiveness" (Wise and

Tschirhart, 2000, p. 387). Klingner and Nalbandian (2003)
define the workforce diversity (or workforce diversification)
approach: "differences in employee and applicant characteristics
(race, gender, ethnicity, national origin, language, religion, age,
education, intelligence, and disabilities) that constitute the range
of variation among human beings in the workforce," with the
fundamental focus on the contributions these "diverse"

characteristics make to enhancing the function of the
organization (p. 168). Central to this definition is the "range of
variation" aspect of workforce diversification, which is meant to
capture numerous types of diversity that were not considered
parts of past definitions of diversity. From these definitions,

stark differences emerge: "affirmative action is based on
organizational efforts to achieve proportional representation of

selected groups. But workforce diversification programs
originate from managers' objective of increasing productivity
and effectiveness" (Klingner & Nalbandian 2003, p. 171).

Executive Order 13583 and the Strategic Plan: Discursive
Practice

Returning to the stated purpose of these texts, or to
"promote equal employment opportunity, diversity and inclusion

in the federal workforce, making federal workplaces models
that tap talents from all segments of society," expert knowledge
and actors were used in the creation of these documents (EEOC

Press Release 2012). In this realm of Fairclough's model, the
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production,

The Strategic Plan states, "This document incorporates
recommendations from stakeholders with expertise in the areas
of diversity and inclusion, equal employment opportunity, and
organizational change" (p. 3). Organizations that contributed to
the production of the strategic plan include: Office of Personnel

Management (OPM) the Office of Management and Budget
(OMB), the President's Management Council (PMC) and the
Equal Employment Opportunity Commission (EEOC). Not only
was an expert-knowledge approach utilized in the creation of
these documents, but the implementation, guidance, and
mandated reporting schedule comport with a hierarchical model

of traditional bureaucracy. Though there is an emphasis on
"shared direction" and "commitment" to these values, definitions,
and practices, this is an overwhelmingly ordered process.

Text production, distribution, and consumption being
centered on expert knowers as opposed to individuals from
underrepresented groups create difficulties from an
epistemological as well as practical standpoint. The traditional
"S knows that p" epistemologies have emphasized their
objectivity through observational experience giving the
appearance of "neutral spectators," with the ability to make
claims about "the way things are," as claims surrounding
diversity are made in Executive Order 13585 and the Strategic

Plan. Code (1993) states, "Knowers are detached, neutral
spectators, and the objects of knowledge are separate from
them . . . [the objects are] propositions" (17). By ascribing an
objective nature to observed propositional knowledge, a
dangerous power relationship between knowers and non
knowers is created, especially in the political, economic, and
social structures that ascribe to a single, dominant conception of
truth. By defining "diversity" and constructing policy to include
(or, exclude) underrepresented groups this way, individuals from

those groups become objects of knowledge claims without any
agency to particulate in the meaning-making process. Those
who make knowledge claims based on propositional knowledge
are able to manipulate the non-knowers with their "objective"
knowledge claims, and in this case, "inputs" in an organizational
goal. This relationship grants bureaucratic representatives the
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perspectives benefitting public agencies is critical to
understanding individual bureaucrats' perceptions of themselves,
their roles as representatives of the populations they serve, and
their ability to make decisions and produce policy outputs based
on these understandings. As affirmative action has become less

acceptable politically, discourses of workforce diversification
have become more prominent. Essentially, public organizations
are designing programs "based on recognition not only of these
protected groups but also of the entire spectrum of characteristics
(knowledge, skills, and abilities)" (Klingner & Nalbandian, 2003,
p. 171). With the diminished focus on underrepresented groups,
the potential impact on internal and external representation of
such protected groups as a result of this shift is significant.

Executive Order 13583 and the Strategic Plan: Social Practice
Diverse representation in the form of both passive and
active representation is the ultimate aim of social practice in this

analysis. The hegemonic language of the past, highlighted by

the legalistic and business-like approach toward diversity
indicate that the social practice is not free of hegemonic ideals.
Ultimately, the means of achieving diverse representation and

inclusion outlined in Executive Order 13583 and the Strategic
Plan are not an entirely new way of thinking about diversity,
rather they promote a more efficient and strategic effort to
engrain these attitudes and practices within the culture of the
Federal Bureaucracy. Richard Box (2007) and Mohammad
Alkadry (2006) make the case for a more expansive treatment of
representation, one with cultural pluralism and relativism at the

forefront. Box argues, "Representative bureaucracy is public
administration's response to the civil rights movement. While it
was certainly a move forward, it has not produced the form of
cultural pluralism or relativism that would be associated with

multiculturalism. The trouble with the field of public
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This point is

that is, by in
particularly
address the challenges that new approaches to diversity
management may pose for individual bureaucrats; namely, how a

bureaucrat can act as an active representative. This issue and
additional challenges will be evaluated in the "Implications for
Management" section.
LIMITATIONS

This research design affords a high degree of interpreti
power to the researcher. To be sure, the goal of my analysis
not generalizability or even replicability in the realist tradit
As Jensen and Allen ( 1996) explain, the interpretive paradigm
unlikely to yield generalizable, replicable analyses: "Given
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Marshall and Rossman (2006) see the "span of
inferential reasoning" available to the researcher as an area of the
research design that must be detailed carefully: "the analysis of
the content of written materials or film, for example, entails

interpretation by the researcher . . . Care should be taken,
therefore, in displaying the logic of interpretation used in
inferring meaning from the artifacts" (p. 108). This does not
mean that the "result" of my analysis does not have a rigorous

logic constructed by the research; it is clear, however, when
conducting such an analysis, questions, categories, and rationales
may vary significantly among different researchers.

Mills (2008) highlights the major criticisms waged at
this form of discourse analysis; the most damaging, in my
estimation, is the assumed stability and consistency of discursive

meaning (p. 140). For example, "race" or "sex" may not have
the same meaning for particular subjects within a given context,
but 1 think it is important to keep the applicability of CDA in

mind. How would a less "essentialist," Foucauldian approach be
applied to systemic oppression? I cannot imagine a form of
analysis that is able to avoid the essentializing nature of language,
while at the same time being able to say something. Here, CDA

is valuable in pragmatically recognizing and assessing the
treatment of discourses that are explicitly or implicitly targeting
social groups in defining and promoting representation.

Implications for Management and Future Research
A major obstacle in thinking about representation in new

ways and addressing the changing makeup of the U.S.
population and the public workforce is that it is difficult to

understand and define what representation means in an

authentically collective sense and enact this ideal definition in
practice. This challenge is compounded by both a lack of clear,

All use subject to https://about.jstor.org/terms

13

PAQ

FALL

consistent

2013

355

theoretical

scholarship

and

the

guidan

curren

Bureaucracy. The goal of th
assess the definition and im

presented by the followin
13171, 13518, 13548, and 1
Diversity Strategic Plan. T
inherent in moving towar
"diversity,"

and

particularly

social

Strategic

practice

by

e

surro

Plan.

Relying on Fairclough's
themes emerged from the

for a collective and unified b
Order 13585 and the Strateg
previous five orders. Second
was a dominant discourse in

Plan,

but

discursive

were

not

in

the

practice,

evident

for

previ

expert-k

decision-

found. Finally, traditional l
business-like approach towar
practice is not free of hegem

mind,

the

question

management

The

new

and

becom

governance

approaches

to

under Executive Order 1358
following questions: what do

in the wake of changing p
representative bureaucrac
(1998)

describe

several

facto

policy outcomes in public
factors, organizational soc
expectations, and minority
136). These factors are c
expansive approach to div
presented in Executive Ord
my view, the central diff
expansive definitions of d

All use subject to https://about.jstor.org/terms

356

PAQ

neglect

on

FALL

of

active

potential

im

representation

influences

A

the

2013

in

major

the

bureaucr

difficulty

fo

Executive Order 13585 and
and defining exactly what

within
(2003)

a

given

contend

public

that

each

o

e

several potential diversi
identities occur simulta
employee

may

be

a

membe

straight, or may have a
naked eye. Like Seiden a
expansive definition of di
claiming a narrow defin
traits is insufficient. A
inclusion

and

of

should

diversity

be

representation

that

promoted,
based

on

u

and understanding dive
functions is problemati

expanding what counts as
emphasis on underreprese
implications for the way m

representational

roles

an

influencing decision-maki
decisions benefitting mem
In my view, the articul
Order 13585 and the Strat
fundamental weakness. By

each individual, which m
agency with their disti
backgrounds

contribute

t

public organization can
demographic characterist
requirements by possessin
contribute to the organiza
such an organization woul
representative of the pop

All use subject to https://about.jstor.org/terms

PAQ

the

do

FALL

2013

practical

good

cross

a

The

can

point

shift

357

question

of

actually
of

wh

result

inclusion

toward

sat

greate

slippery slope when pushed
of underrepresented groups
lies in the ability of an org
skill-centered that members
be taken seriously or conside

the

organization.

No

guida

should be given to certain i
offered. This allows space fo
to equally contribute to the
In other words, the organiz
the multicultural model can
color-blind, disability-blind
that continually advantages
organization.
Clearly, it is beneficial for a multitude of perspectives to
be included within an open and accepting organizational culture

practicing a form of cultural competency that Bailey (2010)
argues for, but the emphasis on each individual's "diverse"
contribution to the workplace may threaten underrepresented
groups and policy outcomes benefitting these groups, as Young

(1990) believes. This approach can become a guise for
discriminatory attitudes toward and treatments of individuals

within an organization. Without continued formal policy and

procedural emphases on underrepresented groups, an
organization may remain or become comprised of a
homogeneous majority that contributes to the organization's
goals through "diverse" characteristics that promote greater
efficiency and effectiveness. This emphasis on "diverse voices"

and the expansive definition of diversity, particularly the
inclusion of organizational behaviors, may result in an
organization seeking out individuals who exemplify what has
been socially and culturally understood as qualities of
"acceptable" bureaucrats.
Defining diversify and creating a culture of diversity

around a specific definition has clear implications for the
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most relevant: "culture ref
given group are thought to
sort that is said to inform,
routine and not-so-routine activities of the members of the

culture" (1998, p. 3). With this definition in mind, the
perceptions and behaviors of bureaucrats become central in
promoting passive and active representation.

Of particular importance is the connection between
shared knowledge and behavior, and this relationship is key for

connecting passive and active representation. Meier (1993)
elaborates, "the theory of representative bureaucracy concerns

the ability of bureaucrats to translate values linked to
demographic origins into decisions that benefit individuals of
similar origins" (p. 1). Meier's (1993) analysis is fundamental in

understanding how passive representation, or demographic
characteristics, is linked to active representation. Through his
empirical and theoretical work, Meier demonstrates why the link

between passive and active representation is important for
producing "representative" policy outcomes: "While passive
representation is a characteristic, active representation is a
process. Person A is said to represent person B, if A pursues the
interest of B . . . The definition implies that a representative
exercises some choice on behalf of the represented" (1993, p. 7).

The logic behind this linkage is rooted in theories of
organizational acculturation and the socialization processes
within public agencies. Weeks (2004) explains the significance
of organizational culture: "to say that changing a practice or a
strategy will require the organization to change its culture, then,
is to imply that the organization has a deeper commitment than

usual to this practice or strategy" (pp. 43-4). Organizational
cultures send signals of what is important and accepted in the

organization. When considering the cultures of public
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is

particularly

when linked to Meier's assertion that individuals with different

demographic backgrounds may respond in different ways to
organizational socialization (1993, p. 8). These differences can
lead to dissimilar bureaucratic perceptions that would reinforce

multiple cultures and subcultures within an organization
operating under a single form of diversity management, such as a
multicultural model.

Agency socialization occurs when organizational values,

norms, culture, mission or vision statements, and initiatives
shape bureaucratic behavior. The representative bureaucracy
literature suggests that socialization is filtered through
demographics such as age, color, disability, national origin, race,

religion, sex, and sexual orientation; a representative
bureaucracy, then, is designed to inform or reinforce the
representation of and benefit to populations with these
demographics. In a fully representative bureaucracy, the social
origins of the population served should be mirrored within the
public organization in order to produce active representation, or

policy outcomes benefitting those groups (Meier and Nigro
1976; Meier and Stewart 1992).
Beyond this demographic representativeness, elaborating

on factors that link passive and active representation, Frank
Thompson (1976) argues that the "linkage is more likely when
institutions and groups in society articulate an ideology of
minority pride and press for the advancement of minority
interest ... the growing presence of racial pride has probably
increased the link between passive and active representation" (p.
120). Thompson's (1976) insight is consistent with my criticism
of the workforce diversification approach in that less emphasis

on underrepresented groups may well lead to less active
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Kranz's (1976) similar observation, the shift away from

on

emphasis on diversity based on demographic characteristics was

taking place at the same time Thompson (1976) and Kranz
(1976) advocated for more forms of representation for excluded
groups. Thompson (1976) contends that active representation is

more likely to be practiced when bureaucrats work in close
proximity to and interact with members of minority groups; this

close connection may produce a culture of comfort and
confidence toward benefitting minority interests, that is, greater
active representation.
Y et, questions remain. How will the expansive approach
to diversity management shape individuals' perceptions of their

representative role within the organization, and equally
important, how will these changing perceptions affect active
representation, or beneficial policy outcomes for
underrepresented groups? In this context, active representation

is better understood as an output or outcome, rather than an
evolving, potentially transforming process occurring within the

organization. To achieve this end, the focus should remain on
active representation (i.e. on policy outcomes benefitting the
populations bureaucrats serve), rather than passive representation
(i.e. the representation of the populations served by the existence

of bureaucrats who share the population's characteristics),
particularly in vaguely defined cultures.

The most significant unanswered question for
scholarship is: what is the proper representative role on the
individual level. This question must be addressed, specifically,
who can act on behalf of a diverse group and individual interests
and what interests or characteristics are of prime importance.
Whether individual or group interests are being represented by
"diverse" measures should be of central concern as the United

States becomes more demographically diverse and policies and
practices tend to focus less on group representation and more on

individual interests. Linking a representative bureaucracy to
democratic and traditional bureaucratic theories sparks several
controversies: whether diverse representation in bureaucracy is

fair (or, how to potentially construct a fair form of
representation); how to interpret and respond to difference in
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Appendix A:
United States Census
Census 20X0
2010 : QuickFacts

■ White Persons (a)
■ Black Persons (a)
■ American Indian and Alaskan Native Persons (a)

■ Asian Persons (a)
■ Native Hawaiian and Other Pacific Islander (a)
■ Persons Reporting Two or More Races
■ Persons of Hispanic or Latino Origin (b>

» White
not Hispanic
Hispanic
■
White Persons
Persons not

(a) Includes persons reporting only one race.
|bj Hispanics may be of any race, so also are included in applicable
race categories.

race categories. 2.90% _ . Iqqq^

Source:
2http://quickfacts.census.gov/qfd/states/00000.html
Source:
2http://quickfacts.census.gov/qfd/states/00000.html

Appendix B:
Race of Federal Employees

1.29%
041*.
0.Ö9H
0.09*
003«

■Unspecified
Unspeofïed
■
■
■Not
Not
Hlsp/Lafifio
Hisp/UfSno
& American
& Indian/Alaskan
American Native
Indian/Alaskan Native

■
■Net
Net
Hisp/Utsno
Hisp/Utsno
& Asian & Asian
■
Ntsp/latioo
& Black/African
American
■Not
Not
Hisp/latsno
& Black/African
American

■Not
Net
Hisp/Utino
Native Hawailan/PatKic
(dander
■
fBsp/Latirns
& Native &
Hawaiian/Pacific
(dander
■
■Not
Not
Hisp/Utino
Hhp/Latmo
& White & White
■Not
Not
I»sp/Latino
& CM
■
(Asp/Latino
& CM More
Than More
1 Race Than 1 Race

■
■Hispanic/latino
Hispanic/latino
«Hisp/l3(ino
«Hisp/latino
ft American
» American
tmfisn/AiaskW
Indian/Wad;an
Native
Native

■Hisp/Utino
Hisp/Utino
■
& Asian& Asian
■
■Hisp/Utino
Hisp/Utino
& Black/African
& Black/African
American
American

Hisp/Utino
Native Hawanan/Baci'ic
Wander
«IK
Hisp/Latlno
& Native&Hawanan/Pacific
Wander
BHisp/Utino
Hisp/Utino
& White
■
ft White
«BHisp/Utino
Hisp/Latino
ft Of More
Ä Of
Than
More
1 RaceThan 1 Race
Source:
US Office
of Personalof
Vinnagement.
Common
Charactertsticj
of Government
.2UiO.
Source:
US Office
Personal
Management
Common
Character«»«
of Government .2010.
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C:

Process

Background
Background Role
Rote Perceptions
Perceptions

Personal Factors

2013
of

Administrative Behavior

Traditional Role

Acceptance

Organizational
Factors
Organizational
Factors

Minority Representative

Role Acceptance

Policy
PolicyOutcomes
Outcomes
Favoring
Minority
Favoring
Minority
Interests
Interests

Perceived Role

Expectations

Source: "Bureaucracy as a Representative Institution: Toward a Reconciliation

of Bureaucratie Government and Democratic Theory" - Seiden, Brudney,
Kellough in Representative Bureaucracy: Classic Readings and Continued

Controversies
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Appendix
Appendix
D: Executive Orders
D:
Promoting
Executive
Representation

2001-2011
Executive

Order No.

Title

Date Issued

President

Amendment to Executive
13216

Order 13125, Increasing
Participation of Asian

June 6, 2001

Americans and Pacific

George W.
Bush

Islanders in Federal Programs
13217

Community-Based
Alternatives for Individuals

June 18, 2001

With Disabilities
13225

Continuance of Certain

September 28,
Federal Advisory Committees 2001

President's Commission on
13227

Excellence in Special

Education

George W.

Bush

George W.
Bush

October 2,

George W.

2001

Bush

President's Advisory

13230

Commission on Educational

October 12,

George W.

Excellence for Flispanic

2001

Bush

Americans

President's Board of Advisors
13256

13270

on Historically Black
Colleges and Universities
Tribal Colleges and

Universities

February 12,

George W.

2002

Bush

July 3, 2002

George W.
Bush

Amendments to Executive

Order 12994, and Renaming

the President's Committee on
13309

Mental Retardation as the
President's Committee for

July 25, 2003

George W.
Bush

People with Intellectual
Disabilities
13336

American Indian and Alaska
Native Education

April 30,

George W.

2004

Bush

May 13,2004

Bush

Increasing Economic
13339

Opportunity and Business
Participation of Asian
Americans and Pacific

George W.

Islanders
13347

Individuals With Disabilities

in Emergency Preparedness

July 22, 2004

George W.
Bush

Providing Opportunities for
Service-Disabled Veteran
13360

Businesses To increase Their

Federal Contracting and
Subcontracting

October 20,

George W.

2004

Bush
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Establishing a Commission
on Care for America's

Returning Wounded Warriors March 6,

13426

and a Task Force on

George W.

2007

Bush

October 14,

Barack

2009

Obama

Returning Global War on
Terror Heroes

Increasing Participation of
Asian Americans and Pacific

13515

[slanders in Federal Programs
13532

Promoting Excellence,
Innovation, and Sustainability February 26,

Barack

at Historically Black Colleges2010

Obama

and Universities

Appendix E:
Interpretivisto

Rationalism
KlWi™

Empiricism
CWMAm

Postövtsn»
i'ositimm

Postpnstttwsm
Pustposiirvhart

Relativism; knowledge
and meaning are acts of
interpretation;
iresearcher
t-searcher and
and reality
reality
are inseparable, as are

Researcher's mind is

Researcher and
reality arc

Realism;

Critical realism;
researcher and
reality are one and

K3SS5,)

Ontology

reality; mind comes

from God

separate

Knowledge is relative;
objectivity does not
exist; al; truth is a

social construction and
is culture bound
hound

Hermeneutics;
grounded theory;
phenomenology;
interpretation;

Methodology

ideographic

Recording

Qualitative

Methods

Ethnography; action
research; descriptive
case studies; content
and narrative analysis

Technique

separate;

the same

universal«
universals exist

and are real

life and the world

Epistemology

researcher
and
researcher und

reality are

Reason is the chief
Objective reality
Objective
exists beyond the
source of knowledge; reality arises
from
human mind;
induction;
value neutrality;
knowledge is innate;
introspective
deduction
awareness,
mind experience;
sense, and past
intuition; a priori
experiences; a
knowledge
posteriori
knowledge
Observation;
Nomothetic;
Inductive;
deductive;
hypothesis
speculation;
eonimonsense
logically derived
testing;
hypotheses;
triangulation;
reasoning;
mixed methods
mathematical
empirical testing
of hypotheses;
reasoning; critical
verification
reasoning
Quantitative
Qualitative;
Quabtalivc;
Qualitative
quantitative
Case studies:
Regression
Conceptual analyses;
field studies;
normative discourse;
analysis (ordinary
least squares;
metaelhical inquiry
storytelling;
narratives; best
probit); structural
equation
practices
modeling;
experimental
research

Qualified

■

Relativism; anti
realism; skei>tieism;
skepticism;
collectivism;

egaiitarianism;
egalitarian ism;
pragmatism
Knowledge depends

objectivity;
objectivity; reality
reality
exists, but is
is too
too
complex to be
be fully
fully
understood or
or

on removal of

explained;
empirical

impossible; truth is
culturally or socially
constructed

Triangulation;

Marxism ; critical
theory; radical

falsification

mixed methods:
modified

experimental

ideological biases;

attainment of
universal truth is

perspectives;

decunstructionism;
deconstructionism;
semiotics; feminist
criticism

Qualitative;
quantitative
Ethnography;
narratives;
storytelling; case
studies of
Participatory Policy

Qualitative
Literary criticism;

historical essays;
dialectical analysis,
field research;

discourse analysis;

Analysis; Q
methodology; QCA
(qualitative
comparative

case studies

Karl
KarlPopper,
Popper,
John
John

Jean-Francois
Jeaa-Fnmeois

Rescher
Reseher

Jaques Derrida,
Derrida,
Michel Foucault,
Foucault,
Nancy Scheper
Hughes, Cimone de

analysis)

Philosophers and

Thinkers

Goffinan. Garfinkel,
Gofftnan.
Garfinkel,

Schutt,
Schutz, Van Maanen,
Silverman, Max Weber

Plato, Descartes.
U'ibnis, Princess
Lctbnix,
Princess
Elisabeth of

Bohemia, Anne

Conway

Aristotle,

Epicurus,
Francis Bacon,
John Locke,

George
Berkeley, David
Hume, Mary

Auguste
AugusteComte,
Comte,
Rudolf
Rudolf Camap,
Carnap,

Otto
OttoNeurath.
Neurath,

John
JohnStewart
Stewart
Mill,
Mill,
Herbert
HerbertSpencer
Spencer

Astell, Damans
Damaris
Masham
Masham

Source; Riaiicci, aoio, Table 4.1
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Appendix F: Fairclough's Three Dimensional Model of
Discourse

TEXT

DISCURSIVE PRACTIVE
{production, distribution, consumption)

SOCIAL PRACTICE

Fairclough (1992) Figure 3.1 Three-dimensional conception of discourse
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